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THE FIRST STATE EXECUTIVE BUDGET 1 

EMERSON C. HARRINGTON 
Governor of Maryland 

THE Executive Budget was established in Maryland by 
an amendment to our state constitution. The legislature 
of Maryland at its regular session of 1916 passed a bill 
amending the constitution of the state so as to provide for an 
Executive Budget for Maryland, and as required under our con- 
stitution this amendment was submitted to the people of our 
state for their approval or rejection. At the general election of 
1916 it was approved by the people by an overwhelming majority, 
and therefore all appropriations thereafter had to be made in 
accordance with the Budget Amendment. The manner of passing 
appropriations, leading as it did to appropriations by the legisla- 
ture of 1914, for the fiscal years intervening from one legislature 
to another, of over $1,500,000 in excess of the revenues for the 
same time, at a time when the governor was of one political 
faith and the legislature of another, had caused both political 
parties to make the fiscal condition of the state the leading issue, 
and thereby both of the two great political parties declared in 
favor of an Executive Budget. The result was that the passage 
of the amendment by the legislature and its ratification by the 
people was proposed and carried most opportunely. Our legis- 
latures meet every two years, so that the real test or try-out 
occurred at the last legislature, the legislature of 1918. 

I presume the manner of appropriating money by the legislatures 
of the different states has heretofore been similar to our own, that 
the Finance or Ways and Means Committee would not bring out 
the bill until almost the last moment. Then the bill carrying all 
the expenditures for the state departments and the state govern- 
ment was finally passed in the last hours under a suspension of 
the rules, generally allowing each senator or delegate practically 
what he wanted for his own county or locality, regardless of the 
amount appropriated, and leaving it to the executive to do the 
paring. In our state the executive, it is true, could cut down or 
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veto the separate items of an appropriation bill, but I understand 
that in many states even this cannot be done. The members of the 
two committees appropriated this money upon no scientific or 
expert plan and had not before them any synopsis or summary 
either of the revenues or their contemplated expenditures. Largely 
it was a question of log rolling and of senatorial or "delegate cour- 
tesy. In our state we had also a system of continuing or annual 
appropriations, which when made and marked annual would go on 
forever as appropriations without any further legislative action. 
Some of these appropriations of ours were of over 100 years' 
standing, and most of them were not known to exist by the average 
member of the legislature. As a preliminary to all budget making 
the legislature of 1916 wiped out all continuing appropriations of 
every kind or character whatsoever, so that no money could be 
available except what was specially stated in the appropriation 
bill. 

Our Budget Amendment was drawn after the most careful con- 
sideration by a Budget Committee which I appointed, with Presi- 
dent Goodnow, of Johns Hopkins University, as chairman. 

I will briefly state the points of this amendment : 

Section 52. The general assembly shall not appropriate any money out 
of the Treasury except with the following provisions : 

Sub-Section A : Every Appropriation Bill shall be either a Budget Bill, 
or a Supplementary Appropriation Bill, as hereinafter mentioned. 

Sub-Section B: Within twenty days after the convening of the general 
assembly (except in the case of a newly elected governor) and then within 
thirty days after his inauguration (unless such time shall be extended 
by the general assembly for the session at which the Budget is to be sub- 
mitted, the governor shall submit to the general assembly two budgets, 
one for each of the ensuing fiscal years. Each budget shall contain a 
complete plan of proposed expenditures and estimated revenues for the 
particular fiscal year to which it relates; and shall show the estimated 
surplus or deficit of revenue at the end of such year. Accompanying each 
budget shall be a statement showing: (1) the revenues and expenditures 
for each of the two fiscal years next preceding; (2) the current assets, 
liabilities, reserves and surplus or deficit of the state; (3) the debts and 
funds of the state ; (4) an estimate of the state's financial condition as of 
the beginning and end of each of the fiscal years covered by the two 
budgets above provided; (5) any explanation the governor may desire to 
make as to the important features of any budget and any suggestion as to 
methods for the reduction or increase of the state's revenue. 

Second.— Each budget shall be divided into two parts, and the first part 
shall be designated "governmental appropriations" and shall embrace an 
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itemized estimate of the appropriations: (1) for the general assembly 
as certified to the governor in the manner hereinafter provided ; (2) for 
the executive department; (3) for the judiciary department as provided 
by law, certified to the governor by the comptroller ; (4) to pay and dis- 
charge the principal and interest of the debt of the state of Maryland in 
conformity with Section 34 of Article III of the constitution, and all laws 
enacted in pursuance thereof; (5) for the salaries payable by the state 
under the constitution and laws of the state; (6) for the establishment 
and maintenance throughout the state of a thorough and efficient system 
of public schools in conformity with Article VIII of the constitution and 
with the laws of the state; (7) for such other purposes as are set forth 
in the constitution of the state. 

Third. — The second part shall be designated "general appropriations," 
and shall include all other estimates of appropriations. 

The governor shall deliver to the presiding officer of each house the 
budgets and a bill for all the proposed appropriations of the budgets 
clearly itemized and classified ; and the presiding officer of each house shall 
promptly cause said bill to be introduced therein, and such bill shall be 
known as the "Budget Bill." The governor may, before final action 
thereon by the general assembly, amend or supplement either of said 
budgets to correct an oversight or in case of an emergency, with the con- 
sent of the general assembly, by delivering such an amendment or supple- 
ment to the presiding officers of both houses ; and such amendment or 
supplement shall thereby become a part of said budget bill as an addi- 
tion to the items of said bill or as a modification of or a substitute for 
any item of said bill such amendment or supplement may affect. 

The general assembly shall not amend the budget bill so as to affect 
either the obligations of the state under Section 34 of Article III of the 
constitution, or the provision made by the laws of the state for the estab- 
lishment and maintenance of a system of public schools, or the payment 
of any salaries required to be paid by the state of Maryland by the con- 
stitution thereof. 

The general assembly may increase or diminish the items relat- 
ing to the general assembly and may increase, but not decrease, 
the items therein relating to the judiciary. In all other respects 
the legislature cannot increase any items of appropriation, but may 
strike out or decrease, with one exception, that is, it cannot de- 
crease the salary of a public official during his legal tenure of 
office. 

The budget bill as then passed by both houses becomes a law 
without the governor's signature. 

The governor or any one of the department heads designated by 
the governor has the right to appear and be heard in respect to 
any budget bills while they are being considered, and still further 
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it is made his duty to do so if requested by either house of the 
legislature, to answer inquiries relating thereto. 

Sub-Section C; Supplementary Appropriation Bills: Neither house shall 
consider other appropriations until the Budget Bill has been finally acted 
upon by both houses, and no such other appropriation shall be valid except 
in accordance with the provisions following: (1) Every such appropria- 
tion shall be embodied in a separate bill limited to some single work, 
object or purpose therein stated and called herein a supplementary appro- 
priation bill ; (2) Each supplementary appropriation bill shall provide the 
revenue necessary to pay the approriation thereby made by a tax, direct or 
indirect, to be laid and collected as shall be decided in said Bill. 

A majority in each house of the whole number elected is re- 
quired to pass a supplementary bill and the yeas and nays must be 
recorded. The requirement for the revenue to be provided in the 
bill places the responsibility, whether the tax be a direct or an in- 
direct one. Moreover, all supplementary bills are to be presented 
to the governor and are subject to his veto under the same condi- 
tions as now apply. 

Nothing, however, shall be construed to prevent the legislature, 
under the same conditions and qualifications as now, from passing 
any bill to pay for any obligation of the state of Maryland under 
the provisions of section 10 of article 1 of the Constitution of the 
United States. Should the budget bill not be finally acted upon 
within three days before the expiration of the regular session, 
the governor can by proclamation extend the term, but no other 
matter save the budget bill shall be considered except as to its cost. 
Likewise, the governor is given full power to require all depart- 
ments and heads to report to him and all institutions applying for 
or receiving state aid to give such itemized estimates and informa- 
tion as, and in such form as he may desire. 

The governor has the power to provide for public hearings and 
to compel attendance of all necessary parties. 

The legislature may enact such laws as may be found necessary 
from time to time to carry out the provisions of this constitutional 
amendment. 

In the case of any inconsistency between any provisions of this 
amendment and any other of the constitution, the provision of this 
amendment shall prevail. Nothing in the amendment, however, 
shall effect any obligations as to the public debt as provided for in 
section 34 of article 10 of our Constitution ; and the governor may 
as heretofore call an extra session of the legislature for the same 
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purposes as now provided, and in such a case the legislature can 
consider any emergency appropriation or appropriations. 

In our budget system, the items of the budget can be reduced 
or eliminated, but not increased by the legislature. This limitation 
is fundamental in my opinion for any sound budget system. It 
will be noticed that the governor has to include the salaries pro- 
vided for by law for the public officials, also the salaries and ex- 
penses of the judiciary have to be included as certified to him by 
the controller as fixed by statute, and third, that the legislature 
has control of its own running expenses, the governor having to 
put into the budget what the presiding officers of the legislature 
estimate as the proper expenditures for the succeeding legislature. 
The idea was that the governor should not have the power to 
reduce salaries fixed by the constitution or by law, and that the 
independence of the judiciary and the legislature as to their own 
expenses should be maintained. 

Now for the operation of the Executive Budget. The legisla- 
ture of 1916 had not specially provided for any aid for the gov- 
ernor in preparing the budget, nor had they appropriated any 
special sum for that purpose, but the governor had a very fair 
contingent fund which was available for such a contingency, and 
as the present governor had been the controller of the state for 
the four years previous to his election as governor he had the 
advantage of intimate knowledge of the fiscal affairs of the 
state and of the needs and the necessities of the different depart- 
ments. He was, therefore, enabled by the help of Mr. A. E. 
Buck, recommended by Dr. Beard of the Bureau of Municipal 
Research of New York city, together with his own office force, 
to complete the budget practically within the time prescribed by 
the constitutional amendment. 

Our legislature of 1918 made appropriations for the two fol- 
lowing fiscal years, the first beginning October 1, 1918, and end- 
ing September 30, 1919, and the second beginning October 1, 
1919, and ending September 30, 1920, called with us the fiscal 
years 19 and 20. 

First we prepared and forwarded to all state institutions of 
departments certain blanks to be filled in by the proper authorities 
and requiring them to furnish, first, all their receipts and expendi- 
tures for 1917, giving the names and positions of all employes, 
and, second, their requirements for 1919 and 1920, under proper 
headings and in the requisite detail. 
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On receipt of these reports, wherever we deemed hearings neces- 
sary for the proper information of the governor, we requested the 
necessary officials to come before us and bring whatever books or 
information we desired, and in certain instances we detailed the 
state auditor for certain information. On the other hand, all state 
institutions or departments desiring a hearing were given a full 
opportunity to be heard; likewise all persons interested in any 
appropriation or any proposed legislation requiring appropriations. 

We have heard a criticism that these hearings ought to be 
compulsory on the part of the governor wherever asked for by 
any department or by any person interested. I see no real objec- 
tion to this, although I am confident that such objection is only a 
critical one and is entirely unnecessary in procuring proper hear- 
ings by all persons interested. 

The governor, after proper hearings and proper investigation, 
fills in his own allowances after every proposed item of salary or 
expense for all the departments or state institutions. 

In Maryland the state has been appropriating money quite 
largely to what we call "state-aided" or benevolent associations 
or institutions. We have the Board of State Aid and Charities, 
whose duty it is carefully to examine each detail of these institu- 
tions and make a report to the governor with its recommenda- 
tions prior to the assembling of the legislature. Their report gives 
in detail the assets and liabilities of the institutions, as well as all 
details of their service. With this report before him the governor 
allowed each of the hospitals a per capita allowance for each free 
hospital day and other institutions in accordance with their free 
work done. 

Attached to each of these budgets was an itemized statement 
of the receipts and expenditures for 1917 and the estimated re- 
ceipts and expenditures for 1918, showing the surplus carried over 
from 1917 to 1918, and the estimated surplus to be carried over 
from 1918 to 1919. Likewise accompanying the budget was a de- 
tailed statement of the estimated revenues for the fiscal year 1919 
and a statement of the proposed expenditures as allowed by the 
governor, showing the surplus to be carried over from the fiscal 
year 1919 to the fiscal year 1920, provided the estimates of the 
receipts for the fiscal year as made by the governor should be 
correct, and the allowances as made by the governor in expendi- 
tures were not changed. There was also a statement showing the 
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estimated receipts for 1920, and the governor's allowances in 
expenditures for the same year, showing the surplus which would 
be brought down if these estimates were correct and the allow- 
ances remained intact. By this plan, of course, there could be no 
deficiency if the estimates of receipts were correct, for in that 
case the surplus might be increased by the action of the legislature, 
but no deficit could occur. 

Now what are the defects of this plan? One of the particular 
criticisms I have to make is one not of the system, but of the past 
legislature. There were so many questions of. a partisan character, 
so many questions of importance which were so hotly contested, 
that in neither the senate nor the house did the committee devote 
sufficient time in the consideration of the budget to act upon it 
properly or intelligently, particularly the Ways and Means Com- 
mittee of the house. What had taken the governor three months 
for preparation after an intimate acquaintance of four years, the 
Ways and Means Committee passed upon in practically two or 
three sittings, each of very short duration. The Finance Com- 
mittee of the senate approved the governor's budget appropriat- 
ing about $12,000,000 in toto, and the Ways and Means Com- 
mittee all except two or three items, the legislature passing the 
Budget Bill after striking out but one item of $2,000. The 
governor would naturally feel complimented that the legislative 
branch of the government cut down his appropriation by only 
$2,000 out of $12,000,000 appropriated, but as a matter of 
fact, the efficiency of the Executive Budget plan in large part 
depends upon an intelligent revision of the governor's allowances 
made by the legislature after a most careful and patient study and 
consideration of the different items of appropriation. Under our 
amendment the governor and all department heads are subject to 
the proper examination on all matters of appropriation, but when 
a legislature confines itself to a single item of appropriation as a 
subject of criticism it is not meeting the obligations imposed by the 
Budget Amendment. With us the result has been that the details 
of every department are open to the public. It remains in book 
form subject to scrutiny for future legislatures. The different 
departments get accustomed to asking for appropriations after a 
very careful and detailed estimate of their requirements, and they 
feel a greater responsibility in keeping within the budget allow- 
ances. 
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We did not desire to take away every opportunity to meet un- 
foreseen contingencies, so that in our Budget Bills we have per- 
mitted the different department heads and institutions to have 
some flexibility in their expenditures by filing a different state- 
ment of proposed expenditures, which becomes effective upon the 
approval of the governor, but the sum total cannot be exceeded. 

The Budget Bill provides : 

That the items and amounts which hereinafter follow the sums appro- 
priated, and which are, respectively, entitled "Schedule," do not constitute 
appropriations, but represent the initial plan of distribution and appor- 
tionment of the appropriations to which they, respectively, refer. Each 
appropriation shall be paid out only in accordance with the schedule there- 
for, if any, unless such schedule be amended in the following manner : any 
department, board, commission or officer may at any time submit in writing 
to the governor an amended schedule for the distribution and apportion- 
ment of the appropriations made to it or him, or any unexpended balance 
thereof, different from the manner set forth in the schedule contained 
in this act. The governor may himself make such an amended schedule, if 
the same be necessary, with respect to the appropriations for the Execu- 
tive Department. If the governor shall make such an amended schedule 
with respect to the appropriations for the Executive Department or if he 
shall approve an amended schedule when submitted to him as aforesaid, 
then he shall transmit the same with his certificate of approval to the 
comptroller, and thereafter the appropriation, or the unexpended balance 
thereof, shall be paid out in accordance with such amended schedule. Any 
amended schedule, so submitted to the governor may be withdrawn and 
amended to meet any objections of the governor, and then resubmitted. 
Any such amended schedule may be again amended, at any time, in like 
manner and with like effect. All amendments and schedules thus made or 
approved by the governor shall be reported by him to the next session 
of the general assembly. 

The legislature of 1918 kept its own expenditures down to 
estimated expenditures and well within the appropriation of 1916, 
and no extra bills for the fiscal years 1919 and 1920 were passed. 
There was a total absence of lobbying in the interest of appro- 
priations or of personal solicitations by departments or institutions 
upon the members of the legislature. The state institutions and 
departments and the state-aided or benevolent institutions accepted 
the allowances of the governor without any protest. 

The chief difficulty we had in making up a budget in Maryland 
was that some of our departments, such as the Insurance Depart- 
ment, the State Accident Commission, the Conservation Commis- 
sion and the Automobile Commission, were accustomed to collect 
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their own revenues and pay their own expenses and turn over 
balances to the treasurer. There could not be an effective budget 
unless all of the revenues were paid into the general treasury and 
all expenditures made therefrom, so it became necessary for legis- 
lation to be passed turning all the receipts into the general treas- 
ury, which was done. 

Another embarrassment, equally great to one kind of a budget 
as to another, is that some of our institutions, such as our insane 
asylums, not only get an appropriation from the state, but a pro- 
portional per patient appropriation from Baltimore city and from 
the different counties. In our budget in such cases we have fixed 
the salaries and expenses in detail to be allowed, and with their 
statement of the revenues from the counties and from other 
sources, such as their farms, the state has appropriated the differ- 
ence between such total and the total of the expenditures allowed 
for salaries and expenses. In my opinion it would be still better 
for these different revenues to be paid over to the state and for the 
entire appropriation to be paid direct from the treasury of the 
state. 

Furthermore, where a proper contingent fund is not placed at 
the disposal of the governor for proper investigations of the 
different institutions or departments, the necessary aid to the gov- 
ernor for assisting in the preparation of the budget should be 
provided. 

In our state the Board of State Aid and Charities is appointed 
by the governor and reports to him. It makes a very careful 
examination of all state-aided institutions and all state institutions. 
The state auditor's department is likewise available to the governor 
for any investigations. I can readily conceive, however, that if 
someone not well acquainted with the finances of the state and 
the workings of the departments should be elected governor, the 
burden of the executive would be a most difficult and troublesome 
one. After the first budget has been made the following budgets 
should not be so difficult, as the forms and other details of the 
departments are then so fully and completely. disclosed, but the 
greatest difficulty which I conceive in the way of an Executive 
Budget is providing for any proposed new departments or com- 
missions, or any new projects, the wiping out of any departments 
or useless offices, or the consolidation of any two or more depart- 
ments. But considering the trend of modern politics, where the 
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governor is supposed to take the initiative and to be the real 
leader during his administration, I believe these difficulties can 
be met and overcome. At the session of 1918 wherever I advo- 
cated a new department I put the necessary appropriation in the 
Budget Bill, making the appropriation contingent upon the pass- 
age of the necessary legislation, and had introduced the necessary 
legislation as an administration measure. Where I was opposed 
to a department or office not called for by the constitution, but 
created by law, I put in the appropriation but in my message to the 
legislature I recommended the abolition of the office or department 
and the rejection of the appropriation. 

There are four kinds of budgets which have been advocated: 
A budget by the Board of Public Works, a budget by a Budget 
Commission, an Executive Budget and a Legislative Budget. "A 
budget by the Board of Public Works would have the disadvan- 
tage of dissipating personal responsibility, and would also not 
necessarily place party responsibility." I think the same objection 
would apply to a Budget Commission. Every plan I have so far 
seen for a Legislative Budget fails to meet the full requirements 
of a real budget in that it limits no responsibility, it carries with it 
no authority or prestige, it constitutes members of the legislature a 
permanent and paid commission to prepare and submit a financial 
plan to the legislature, with no restrictions, and allows the legisla- 
ture to act quite independently of the commission. It permits 
the legislature to select some of their own number to become a 
paid commission to prepare a budget plan, and if enacted into law, 
this plan would more surely perpetuate invisible and irresponsible 
government. If the only purpose of a Legislative Budget, a Com- 
mission Budget or any budget is simply to place certain informa- 
tion before a legislative body, I respectfully submit that in practice 
the desired ends will not be achieved. 

President Taft urged the Executive Budget in a special message 
to Congress, February 26, 1913. The New York Constitutional 
Convention endorsed it by a vote of 132 to 4. It has been advo- 
cated by the Chamber of Commerce of the United States, com- 
posed of the principal commercial bodies of the country. Mr. Fitz- 
gerald, chairman of the Committee on Appropriations of the House 
of Representatives, while once opposed, on June 26, 1915, went be- 
fore the New York Constitutional Convention at Albany and put 
himself on record as favoring the Executive Budget. The reasons 
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given by him are so apt that I take the liberty of quoting him in 
part. He said: 

We ought to have some way in the system of our government to fix 
direct responsibility and you cannot fix responsibility if the power is too 
widely scattered. I would put it in the executive. I would make him 
responsible at the outset. Some persons object that we should not deprive 
the representatives of this right to loosen up the purse strings, but the 
universal condition in this country today is not what must safeguard the 
rights of the people to get money for things. The whole curse of our 
condition is that everybody is doing his utmost to get it and succeeds. 

Now if there were some way by which that could be stopped, it would 
do what is done in the government where they have a responsible govern- 
ment with a budget system. 

By an Executive Budget the whole plan is placed before the 
legislature and before the people of the state at an early date, by 
one who has had full opportunity for investigation and whose 
responsibility is in the open, while under the system heretofore 
prevailing in our state there is no plan; there is no well-defined 
program ; there is nothing to criticise, because these appropriation 
bills as heretofore made up do not take definite form, until too 
late for any intelligent or effective criticism. The public does not 
know their contents and few members do outside of one or two 
men who control the conduct of the bill. 

I know it has been said that the giving of such power to the 
governor "smacks of monarchy and makes him a dictator." In 
this country there need be no fear of that, no fear that the Execu- 
tive Budget will make him an invincible power. Such will not 
be the case. It can be a case of weakness rather than strength. 
With our amendment he has to come in the open forum and defend 
his recommendations. Everything is in the limelight and invisible 
or irresponsible government will become a thing of the past. There 
at least need be no fear in my own state of Maryland of any gov- 
ernor becoming a dictator or perpetuating himself in power, for 
no governor since the Civil War has ever been re-elected in our 
state. 

For the first time in our state the budget gives us a concrete 
statement of our fiscal condition and a concrete statement of all 
our revenues and expenditures in every detail. So far I have heard 
no complaint. The responsibility for expenditures is fully fixed. 
I am confident that the Executive Budget, in our state at least, 
has come to stay. 



